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FILE: B-216943 

MATTER OF: Government P r i n t i n g  O f f i c e  - F i n a n c i a l  
A s s i s t a n c e  t o  Employee Cafeteria. 

OIOE8T: T h e  Government P r i n t i n g  O f f i c e  (GPO) may u s e  
money i n  its r e v o l v i n g  fund  t o  s u b s i d i z e  i ts  
c a f e t e r i a ,  r u n  by a n  employee ' s  a s s o c i a t i o n ,  
s i n c e  t h e  agency  head h a s  d e t e r m i n e d  t h a t  t h e  
e x p e n d i t u r e  is n e c e s s a r y  for GPO t o  sat is-  
f a c t o r i l y  f u l f i l l  i t s  s t a t u t o r y  o b l i g a t i o n s  t o  
p r i n t  materials for  t h e  Congres s ,  Federal 
a g e n c i e s ,  and other e n t i t i e s .  

M r .  W i l l i a m  J. Barrett ,  A c t i n g  P u b l i c  P r i n t e r ,  Government 
P r i n t i n g  Off ice  ( G P O ) ,  requests our d e c i s i o n  as to w h e t h e r , t h e  
GPO-may d i r e c t l y  or i n d i r e c t l y  p r o v i d e  f u n d s  t o  t h e  n o n p r o f i t  
c o r p o r a t i o n  t h a t  o p e r a t e s  t h e  G P O ' s  employee c a f e t e r i a .  
s p e c i f i c a l l y  asks whether  GPO may p r o v i d e  f i n a n c i a l  a s s i s t a n c e  -- 
to  t h e  n o n p r o f i t  c o r p o r a t i o n  by (1) a direct  l o a n  o f  $50,000, 
( 2 )  a l i n e  o f  credit  from GPO to  be drawn down as  needed and 
n o t  t o  exceed  $50,000,  or ( 3 )  a g u a r a n t e e  of a $50,000 l o a n  
from a commercial l e n d e r .  So l o n g  a s  t h e  GPO d e t e r m i n e s  t h a t  
e x p e n d i t u r e s  t o  a s s i s t  t h e  c a f e t e r i a  are  n e c e s s a r y  e x p e n s e s ,  we 
would n o t  object to  u s e  of G P O ' s  r e v o l v i n g  fund  to p r o v i d e  t h e  
f i n a n c i a l  a s s i s t a n c e  s u g g e s t e d .  

He 

Background 

I n  1 9 2 1 ,  t h e  GPO C a f e t e r i a  Recreation and Welfare Associa- 
t i o n  ( A s s o c i a t i o n )  was formed by GPO employees t o  o p e r a t e  GPO's ' 

newly c o n s t r u c t e d  c a f e t e r i a .  
i n i t i a l  c a p i t a l  f o r  t h e  A s s o c i a t i o n  and s i n c e  t h e n  most cafete- 
r i a  o p e r a t i n g  e x p e n s e s  have  been  p a i d  f o r  by t h e  A s s o c i a t i o n .  
T h e  GPO has p r o v i d e d  t h e  n e c e s s a r y  s p a c e ,  u t i l i t i e s  and f i x e d '  
equipment  for t h e  c a f e t e r i a .  

The  GPO employees p r o v i d e d  t h e  

The A c t i n g  P u b l i c  P r i n t e r  i n f o r m s  us t h a t  t h e  c a f e t e r i a  is 
p r e s e n t l y  i n c u r r i n g  losses o f  a p p r o x i m a t e l y  $4 ,000  each month 
d u e  t o  r i s i n g  labor costs  and  a d e c l i n i n g  customer base. T h e  
A s s o c i a t i o n  has p r e s e n t  i n d e b t e d n e s s  t o t a l i n g  $175,000 and is 
i n  d a n g e r  of c e a s i n g  o p e r a t i o n s .  I n  a n  a t t e m p t  to  c u t  ope ra -  
t i o n a l  costs, t h e  A s s o c i a t i o n  has l a i d  o f f  f o u r  c a f e t e r i a  
employees and is a t t e m p t i n g  a n  i n t e r n a l  r e o r g a n i z a t i o n  t o  
foster e f f i c i e n c y  and reduce o p e r a t i o n a l  costs.  A d d i t i o n a l l y ,  
t o  overcome its cash f low p rob lems ,  t h e  A s s o c i a t i o n ,  which has 
been  a p r i v a t e  n o n p r o f i t  c o r p o r a t i o n  s i n c e  7951,  is s e e k i n g  a 
l o a n  or a l i n e  of c r ed i t  from a loca l  commercial l e n d i n g  
i n s t i t u t i o n .  
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Recognizing that it may have difficulty in securing 
conventional financial assistance, the Association has asked 
GPO to assist it in its effort to obtain financing. GPO is 
amenable to assisting the Association and is considering three 
alternative modes of financial assistance. First, GPO could 
guarantee a commercial loan of $50,000 made to the Associa- 
tion. Second, GPO could make a direct loan of $50 ,000  to the 
Association. Third, GPO could establish a $50,000 line of 
credit out of which the Association would draw from funds as 
needed. GPO informs us that any funds provided directly or 
indirectly to the Association would come out of GPO's revolving 
fund which is available without fiscal year limitation for "the 
operation and maintenance of the Government Printing Office." 
See 4 4  U.S.C. S 309(a). 

The Acting Public Printer points out that the employee 
cafeteria is necessary to the efficiency of the GPO's operation 
and is a significant factor in hiring and retaining employees. 
He stresses that the cafeteria is essential since it enables 
employees to comply with the 30 minutes permitted for lunch. 
GPO must maintain strict observance of this time limit because 
of the tight production schedules. Without the in-house cafe- 
teria, GPO could not maintain its 8 1/2 hour work schedule 
which would result in changes in production schedules and hou& 
of duty. Most critical is that the cafeteria is an absolute 
necessity for the large number of employees on shift 2 (4:OO 
p.m. - 12:30 a.m.) and shift 3 ( 1 2  midnight - 8 : 3 0  a.m.), since 
no suitable alternative restaurant facilities are available 
during those times. Moreover, he emphasizes that the vast 
majority of work on the Congressional Record and many other 
congressional priority items is done during shifts 2 and 3.  
Consequently, continued operation of the cafeteria is critical 
since lack of a cafeteria would impact adversely on GPO's 
ability to serve the needs of Congress. In short, the Acting 
Public Printer deems the cafeteria necessary for the GPO to 
accomplish its mission. 

- 

DISCUSSION 

As recognized by the Acting Public Printer, we twice 
previously have considered whether a Federal agency could use 
its funds to subsidize a cafeteria operation. In the first 
case, an official of the Railroad Retirement Board asked 
whether appropriated funds were available to pay a monthly 
franchise fee to a food service contractor in order to obtain 
cafeteria service in the Board's headquarters office building. 
We approved the use of appropriated funds (the annual appro- 
priation for the administrative expenses of the Railroad 
Retirement Act) by the Railroad Board for partial subsidization 
of the cafeteria, based on the Board's administrative 
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determination that the maintenance of the cafeteria was 
essential to the efficiency of operations and was a significant 
factor in hiring and retaining employees and in promoting 
employee morale. 8-169141, March 23, 1970. We cautioned the 
Board to inform the appropriate congressional committees if the 
subsidies would continue over an extended time. Id. - 

Shortly after issuance of that decision, the Secretary of 
Transportation asked whether appropriated funds could be used 
to partially subsidize the operation of the employee cafeteria 
at the Transportation Systems Center, Cambridge, Massachusetts. 
Based on an analysis of the situation at the Transportation 
Systems Center which revealed factors similiar to those in 
8-169141, discussed above, we again approved the use of appro- 
priated funds to subsidize an employee cafeteria. B-169141, 
November 17, 1970. In this case, however, we saw no need for 
the agency to notify Congress since the need for a subsidy was 
estimated to be only temporary, until staff increases took 
place at the Transportation Systems Center. Id. 

8-169141, March 23, 1970, indicate that appropriated funds may 
be used to subsidize a cafeteria if the agency determines that 

January 8, 1982 (in which we approved as-a necessary expense 
the purchase of napkins for a cafeteria out of the appropria- 
tion for salaries and expenses). Since GPO has adequately 
demonstrated that subsidizing the operation of the employee 
cafeteria is essential to its operations, our inquiry becomes 
whether GPO has an appropriation out of which a cafeteria could 
be financially assisted. 

- 
Accordingly, our cases B-169141, November 17, 1970 and 

the expense is a necessary one. Also, - c.f., B-204214, - 

GPO has suggested that its revolving fund is the source 
from which the financial assistance could be provided. The GPO 
revolving fund was authorized to be established by the Legisla- 
tive Appropriation Act, 1954, approved August 1, 1953, 
67 Stat. 330, codified at 44 U.S.C. S 309. This law as codi- 
fied, provides that “[tlhe revolving fund * * * is available 
without fiscal year limitation, for the operation and 
maintenance of the Government Printing Office.“ 

Since fiscal year 1969, the Congress has been required to 
review and enact GPO’s annual budget for expenditures from the 
revolving fund. See 44 U . S . C .  s 309(d). Accordingly, the 
Legislative Branchppropriations Act, 1985, provides 

“Government Printing Office Revolving Fund 

“The Government Printing Office is hereby 
authorized to make such expenditures, within the 
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l i m i t s  o f  f u n d s  a v a i l a b l e  a n d  i n  a c c o r d  w i t h  t h e  
law, * * * as may b e  n e c e s s a r y  i n  c a r r y i n g  o u t  
t h e  programs a n d  p u r p o s e s  se t  f o r t h  i n  t h e  
b u d g e t  f o r  t h e  c u r r e n t  f i s ca l  y e a r  f o r  t h e  'Gov- 
e r n m e n t  P r i n t i n g  O f f i c e  r e v o l v i n g  f u n d  * * * . I n  

Pub.  L. No. 98-367,  9 8  S t a t .  472 ,  487 ( 1 9 8 4 ) .  

GPO's  b u d g e t  for f i s c a l  y e a r  1985  i n d i c a t e s  t h a t  a l l  o f  
i t s  p r i n t i n g ,  b i n d i n g ,  a n d  b l a n k  book work f o r  C o n g r e s s  a n d  
Governmen t  a g e n c i e s  is f i n a n c e d  f r o m  t h e  r e v o l v i n g  f u n d .  S e e  
L e g i s l a t i v e  B r a n c h  A p p r o p r i a t i o n s  f o r  1985 :  H e a r i n g s  b e f o r e  a 
s u b c o m m i t t e e  o f  t h e  Committee o n  A p p r o p r i a t i o n s ,  House of 
R e p r e s e n t a t i v e s ,  9 8 t h  Cong . ,  2d S e s s .  676  ( 1 9 8 4 ) .  T h e r e f o r e ,  
t h e  r e v o l v i n g  f u n d  f o r  o p e r a t i o n  a n d  m a i n t e n a n c e  of t h e  GPO is 
a n a l a g o u s  t o  a n  a g e n c y ' s  a n n u a l  a p p r o p r i a t i o n  f o r  s a l a r i e s  a n d  
e x p e n s e s ,  u n d e r  w h i c h  a l l  n e c e s s a r y  e x p e n s e s  o f  a n  a g e n c y  c a n  
be pa id .  A c c o r d i n g l y ,  GPO may u s e  t h e  r e v o l v i n g  f u n d  t o  
f i n a n c i a l l y  a s s i s t  t h e  c a f e t e r i a ,  s i n c e  as w e  h a v e  i n d i c a t e d  
t h e  A c t i n g  P u b l i c  P r i n t e r  has  e s t a b l i s h e d  t h e  n e c e s s i t y  of t h e  
c a f e t e r i a  to  t h e  o p e r a t i o n  o f  GPO. 

- 

H a v i n g  reached t h e  c o n c l u s i o n  t h a t  t h e  GPO may use t h e  
r e v o l v i n g  f u n d  to  a i d  t h e  c a f e t e r i a ,  w e  m u s t  now d e t e r m i n e  w h a t  
form t h i s  a s s i s t a n c e  may t a k e .  GPO h a s  s u g g e s t e d  t h a t  it c o u l d  
g u a r a n t e e  a l o a n  f r o m  a c o n v e n t i o n a l  l e n d e r  t o  t h e  A s s o c i a t i o n ;  
make a d i r ec t  l o a n  t o  t h e  A s s o c i a t i o n ,  or p r o v i d e  a l i n e  o f  
c r ed i t  as  n e e d e d  u p  t o  a maximum o f  $ 5 0 , 0 0 0 .  I n  o u r  o p i n i o n ,  
a n y  o f  t h e  proposed methods may be u s e d .  

T h e  GPO s u b m i s s i o n  s t a t e s  t h a t  i n  l i g h t  o f  o u r  p r e c e d e n t s  
t h a t  c a f e t e r i a  o p e r a t i o n s  may be s u b s i d i z e d ,  " t h e r e  seems t o  b e  
no  l o g i c a l  r e a s o n  why mak ing  l o a n s  or g u a r a n t e e i n g  l o a n s  would 
n o t  a l s o  be pe rmis s ib l e . "  O r d i n a r i l y  a u t h o r i t y  t o  make or 
g u a r a n t e e  l o a n s  i s  p r o v i d e d  by s t a t u t e .  However ,  i n  v i e w  o f  
our d e t e r m i n a t i o n  t h a t  GPO may p r o v i d e  f i n a n c i a l  a s s i s t a n c e  to  
t h e  c a f e t e r i a ,  w e  do n o t  c o n s i d e r  t h e  lack  o f  s t a t u t o r y  a u t h o r -  
i t y  f o r  GPO t o  make or g u a r a n t e e  l o a n s  t o  be o f  c o n s e q u e n c e  i n  
t h i s  l imi ted  s i t u a t i o n .  A s  GPO p o i n t s  ou t ,  i t  would  n o t  make 
s e n s e  t o  a u t h o r i z e  GPO to  g i v e  f i n a n c i a l  a s s i s t a n c e  a n d  t h e n  
p r e c l u d e  GPO f r o m  b e i n g  r e i m b u r s e d  f o r  t h e  amount  t e n d e r e d .  

N e v e r t h e l e s s ,  w e  wou ld  s t r o n g l y  s u g g e s t  t h a t  GPO n o t  u s e  
t h e  l o a n  g u a r a n t e e  mechanism.  I f  i t  were t o  g u a r a n t e e  a l o a n ,  
GPO would  h a v e  a c o n t i n g e n t  l i a b i l i t y  f o r  wh ich  a r e s e r v e  
s h o u l d  be  se t  a s ide  w i t h i n  t h e  r e v o l v i n g  f u n d .  T h u s ,  s i n c e  
s e t t i n g  a s i d e  a reserve w i t h i n  t h e  r e v o l v i n g  f u n d  would be 
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e f f e c t i v e l y  t h e  same as making a l o a n  o u t  of t h e  fund ,  t h e  
simpler c o u r s e  of a c t i o n ,  which a v o i d s  c o n t r a c t i n g  w i t h  
t h i r d - p a t t i e s ,  is for GPO t o  make a direct  l o a n .  

Any cost t o  GPO of a s s i s t i n g  t h e  cafe te r ia  would, a s  a 
n e c e s s a r y  expense ,  be a cost o f  d o i n g  b u s i n e s s .  I t  therefore 
s h o u l d  be i n c l u d e d  i n  "overhead  and related e x p e n s e s "  which  
make up p a r t  of t h e  charges GPO b i l l s  i ts  cus tomers .  See 
4 4  u.s.C. S 309(b)(l). F u r t h e r m o r e ,  s i n c e  t h e  r e v o l v i n g  fund  
is t o  be "credited w i t h  a l l  r e c e i p t s "  e x c e p t  for c e r t a i n  
r e c e i p t s  from t h e  sales of Government p u b l i c a t i o n s  which  m u s t  
b e  d e p o s i t e d  i n  t h e  T r e a s u r y  as m i s c e l l a n e o u s  r e c e i p t s ,  any 
l o a n  r epaymen t s  may be d e p o s i t e d  i n  t h e  r e v o l v i n g  fund. See 
44 U.S.C. S S  3 0 9 ( b ) ( 2 ) ,  ( 3 ) ;  1509,  1702,  and 1708. 

- 

- 
A c c o r d i n g l y ,  GPO may p r o v i d e  f i n a n c i a l  a s s i s t a n c e  i n  order 

t o  e n a b l e  t h e  c a f e t e r i a  t o  be kep t  open. I f  t h i s  w i l l  i n v o l v e  
ongoing  a s s i s t a n c e ,  w e  s u g g e s t  t h a t  GPO b r i n g  t h e  matter t o  t h e  
a t t e n t i o n  of t h e  J o i n t  Committee on P r i n t i n g .  

ComptLoller G e n e r a l  
of t h e  U n i t e d  S ta tes  
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